The reconstruction of the international order after World War I put great emphasis on social reforms through the International Labor Organization (ILO). Three types of arguments were used to promote social reform. The first asserted that international economic competition meant that social reform had to be coordinated internationally in order to maintain the relative competitiveness of countries. The second proposed that social reform was necessary to preserve the stability of states, and hence the stability of the international system. The third appealed for international action on the basis of common notions of human dignity. The idea that common concern about human dignity demanded international action became an assertion of human rights. While this understanding of human rights has helped to inform the pursuit of social justice, the history of the founding and program of the ILO in the interwar period shows that other arguments for social reform have also been historically influential.
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The reconstruction of the international order after World War I put great emphasis on social reforms. The Treaty of Paris that ended WWI included a list of general principles that reflected prewar demands for a labor charter of rights, and also set up the International Labour Organization as permanent machinery for the pursuit of social justice.
This idea of social justice included the improvement of working conditions, the right to form workplace associations, the payment of a living wage, and the provisions of education and social security. Recent discussion of post-Cold War reconstruction has included little discussion of the role of social reform in the new international order.
Looking back on international actions after WWI offers a view of how social reform can be linked to international security, and evidence on the effectiveness of particular arguments in generating international action.
Three types of arguments were used to promote international efforts for social reform after WWI. The first asserted that the existence of international competition meant that social reform had to be coordinated internationally in order to maintain the relative competitiveness of countries. The second proposed that social reform was necessary to preserve the stability of states, and hence the stability of the international system. The third appealed for international action on the basis of common notions of human dignity. I will examine the history of these arguments, and their relation to the program of reforms that the ILO pursued in the interwar period.
After WWII, the ILO reformulated its mission, and the third argument emerged predominant. The idea that common concern about human dignity demanded international action became an assertion of human rights. This assertion of human rights preceded the one in the United Nations Charter and the Universal Declaration of Human Rights, and it 3 may have in fact have made an important contribution to these latter statements. While this understanding of human rights has helped to inform the pursuit of social justice, the history of the founding and program of the ILO in the interwar period shows that other arguments for social reform have also been historically influential.
I. Social Reform and International Economic Competition
An important motivation for international action to promote social reform at the end of World War I was the recognition of the effects of international competition on labor and social conditions within countries. The Paris Peace Treaty noted: "...the failure of any nation to adopt humane conditions of labour is an obstacle in the way of other nations which desire to improve the conditions in their own countries."
2 The underlying idea is that international competition creates a problem of collective action. 3 All countries would prefer to have better working conditions, but individual countries do not have incentives consistent with this collective preference. In particular, given that other countries have not improved working countries, a country that did improve working conditions would lose competitiveness in international markets. Thus unilateral action is undesirable.
The logic of the above argument is not particular to that time or the international context. As one proponent of factory legislation argued in early nineteenth century The ILO, as finally constituted, had only agenda-setting power and was not a powerful instrument to address the problem of collective action in enacting labor legislation. But the issues to be addressed did not change, and the ILO pushed ahead with its agenda. A prominent issue of labor standards was the eight-hour day. In 1919 the Conference passed a convention establishing an eight hour day, but by 1930 only nine countries had fully ratified the convention. France ratified the convention subject to the condition that it would go into force only when Great Britain and Germany also ratified it, while Italy ratified it subject to the condition that Great Britain, Germany, France and Switzerland also ratify it. 23 The problem of collective action apparently was significant among the European countries with respect to the eight-hour day.
The need for institutions to promote beneficial international economic interaction was also apparent in the field of social insurance. Before the formation of the ILO, Europe experienced a stream of bilateral agreements concerning social insurance. In the Franco- In short, opponents of national social insurance schemes were using arguments about international competition to attack the schemes. The Committee of Experts resolved to produce impartial and properly checked statistics in order to clarify the issues.
24 Italy also promised to set up a system of labor inspections and to study how to bring labor standards in Italy in line with the stricter French standards. Lowe, International Aspects, 25 Ibid. 26 R.H. Butler, a British citizen and the Deputy-Director of the International Labour Office, noted: "Complaints are commonly made in this country and in other countries that the burden of these social charges [those associated with social insurance] constitutes a handicap in international competition which has now become more acute, perhaps, than at any previous period." Social Insurance, p. 172.
27 ILO, "International Survey," p. vii.
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In the course of planning the collection of statistics, an important issue arose:
should the statistics include costs of social assistance as well as the costs of social insurance? While it was recognized that social insurance was more progressive, the issue was the competitive implications of the cost of welfare programs, not their efficiency or Why have arguments about the implications of international competition been, despite their meager economic support, historically so important in the push for international cooperation? A distinct advantage of arguments about the implications of international competition is that the international dimension of competition is easily recognized. There is no need to search for common values to justify common action;
interdependence through competition provides the justification needed. This means that goods like labor standards, work conditions, and insurance benefits, like other goods, become part of international "trade." Thus they fit within an existing international language. Moreover, trading partners do not need to hold common views about the value of particular goods. They just need to be willing to do a deal. Discussion focuses on what legislation is consistent with fair trade, so that social justice becomes another dimension of competition.
One implication of linking social justice to competition in this way is that social justice focuses on the worker rather than on the citizen. More particularly, wage-earners in industries producing goods that are traded internationally are the primary concern. 30 Jenks, Human Rights, p. 132. 13 Workers in the subsistence economy or producing non-tradable goods, and children, women, and men in the home are a secondary issue, if an issue at all. For developing countries this is a particularly significant concern. One response might be to argue that the example of reform in a few sectors helps to stimulate further reform in other sectors of the economy. Another response is to seek a different basis for international action to promote a more comprehensive program of social justice.
II. Social Reform and Social Stability
In justifying the formation of the International Labour Organization, the Peace ILO, p. 197. 34 For example, the Leeds Conference resolved: "The conference declares that the peace treaty which will terminate the present war and will give to the nations political and economic independence should also insure to the working class of all countries a minimum of guarantees of a moral as well as a material kind concerning the right of coalition, emigration, social insurance, hours of labor, hygiene, and Russian in 1917 brought to power a regime which explicitly promoted an international communist movement. With the creation of the ILO, the architects of the Paris Peace 37 There was some debate about whether governments should have two representatives, or one. The British argued that giving government two representatives lessened the ability of employers to block conventions. Since decisions required a two-thirds majority, if government, employers, and labor each had one representative, the employers could block decisions by attracting only one additional government vote. The British were clearly also concerned about taking too much power away from governments. See Shotwell, Origins, V. II., p. 121, 332-5. The French, Belgians, and Italians initially favored equal representation. Samuel Gompers, the leader of the American delegation, also favored equal representation; he argued: "there are really only two groups in society --the employed and the employing." Gompers, Seventy Years, p. 208. Conference, such as establishing a convention, require a two-third's majority of delegates.
These arrangements contrast sharply with those of the League of Nations, in which only governments were represented and action required a unanimous vote. The structure of the ILO promoted dialogue between interest groups within countries and across countries, and helped assure that labor's voice was heard in the international system.
The ILO passed a series of conventions that sought to promote social insurance.
In 1925 the International Labor Conference adopted a general resolution on social insurance that declared: "the maintenance of a healthy and vigorous labour supply is of capital importance" for workers and for industrial development. The resolution noted that "this development is only attainable by constant and systematic endeavor to obviate all avoidable loss or diminution in the efficiency or earning capacity of wage earners."
Moreover, "the principle of social justice" required "effective protection of the workers against risks endangering their livelihood, or that of their families," and "this protection can best be attained by means of the establishment of a system of social insurance granting clearly defined rights to the beneficiaries."
38 Over the next ten years the ILO passed a series of social insurance conventions organized around different types of risks: accidents, sickness, old age, invalidity, widowhood, maternity, and being an orphan.
One might argue that the ILO's push for social insurance really reflected an international dimension of labor's efforts to bring about a redistribution of benefits in its favor. 39 Yet as Baldwin has pointed out in a historical review of national struggles for social insurance, the battle lines for social insurance were seldom drawn along traditional class lines. He argues that the specific redistribution implied by a particular policy and 38 ILO, "The ILO and Social Insurance", Or similarly, one might argue that the social insurance agenda was a concession to labor to forestall social strife. This sort of interpretation is a prominent interpretation of the introduction of social insurance in Germany in the 1880's. distribution of risks was "calculated time and time again for each new round of legislation with uncanny precision," and that "the major engagements over social insurance legislation have consistently been fought between winners and losers defined in these terms."
40 The ILO's position as to the share of insurance costs to be assigned to workers, employers, and government is interesting to consider in this regard. Apparently unlike Baldwin, the ILO recognized an important distinction between legal and economic incidence. 41 In particular, cost sharing between workers and employers can be modified through offsetting changes in wages, and firms might shift a portion of costs forward through increase in prices.
Moreover, the burden of government taxes to fund insurance systems depends on the structure of tax system. 42 The ILO had no illusions about its ability to fully describe or prescribe the redistribution that social insurance actually produced.
The primary thrust of the ILO's work on social insurance was in fact to promote institution-building. The economic insecurity of workers was recognized as a serious problem, 43 but the problem was an administrative rather than a legislative task. Thus it is not surprising that the legislative content of the social insurance conventions was rather thin. None of the general social insurance conventions specified the amount of benefits that should be paid. They did, however, impose some specific conditions on the institutions to be created. For example, the sickness insurance convention declared:
"Sickness insurance shall be administered by self-governing institutions which shall be 40 Baldwin, Politics, p. 40. 41 In particular, whether the employer or the employee pays a social insurance tax on wages has no direct economical significance. See also below.
42 ILO, "Compulsory Sickness Insurance", p. 22. 43 For example, Carol Wright, the U.S. Commissioner of the Department of Labor, noted in the preface to a 1893 study of the German social insurance system: "If there is a subject within the whole range of social economics which relates to means for promoting the material, social, intellectual, and moral prosperity of labouring men and women it is that which deals with what is called the 'economic insecurity' attending the prosecution of great industries." U.S. Bureau of Labor Statistics, Fourth Special Report, Compulsory Insurance in Germany.
under the administrative and financial supervision of the competent public authority and shall not be carried on with a view of profit." 44 The other social insurance conventions contained similar stipulations.
To the extent that the international system is a system of states, the integrity and stability of states is an international concern. The institutional structure of the ILO and its actions in the interwar period reflect in part an interest in developing institutions that promote stability and integration within states. Whether the ILO's program of social insurance could promote social stability and peace can be questioned. One negative response is to trace a line from Bismarck's social reforms to the rise of national socialism in Germany and its disastrous consequences for world peace. This is an example of national integration leading to fascism. Another negative response is to point to the piecemeal development in Latin America of social insurance systems with strong occupational and class biases. This is an example of social insurance as a mechanism of interest-group solidarity. Yet social insurance can be an important means of promoting social solidarity of a non-fascist sort, as the expansion of the welfare state in Europe after
World War II illustrates.
III. Social Reform and International Social Justice
The first acts of the first general session of the post-WWI peace conference at Versailles were to form three commissions: one addressing responsibility for the war, another dealing with war crimes, and the third addressing international labor legislation.
According to one observer, when the Great Powers first addressed these issues rather than the issues of redrawing boundaries and recreating nations, it "produced a degree of surprise that almost amounted to bewilderment." 45 These acts may have reflected delaying tactics in the face of disagreements on other issues. 46 Nonetheless, that these acts were grouped together may be revealing. The first two acts reflect very basic impulses of justice; that international labor legislation was linked to these issues suggests that the calls for social justice in the Paris Peace Treaty went deeper than mere rhetorical flourishes.
The underlying argument of this appeal to social justice is that international action is warranted to uphold a shared understanding of the requirements of human dignity. The refusal of one state to take action in support of human dignity of people outside the state is seen as either denying the humanity of those "others" or contradicting the state's own understanding of the imperatives of human dignity. Two points should be noted in relation to this argument. First, racism was at least implicitly an accepted practice at the time of the Treaty of Paris, and this situation certainly limited the consistency of arguments about human dignity. Second, in practice objectives conflict and resources are
limited. An important issue is the ranking of different sorts of transnational obligations to uphold human dignity.
The ideals of social justice and human dignity that influenced the post-WWI reconstruction represented attempts to extract universals from European experience. In connection with social reform, these attempts can once again be traced back at least to Daniel Legrand in the 1840's. For Legrand, universals were Christianity and "the principle of family life." 47 The latter principle was historically more original, and Legrand pursued it forcefully. He argued: "The destruction of the family is the festering wound of modern industry and measures calculated to restore family life would be one of the greatest benefits procurable for the working classes." 48 The conservative element of this argument is unmistakable. But it also represents an invocation of a common value to appeal to leaders across the political and social spectrum.
Another strand in the attempt to find common ground for the pursuit of The Europeans, on the other hand, saw the demands of social justice in more 52 It is worth noting that the convention gave countries twelve years to comply with its provisions. 53 Shotwell, Origins, V. I, p. 11. 22 specific, substantial terms. Social justice involved, "the regulation of the labour supply, Increasing the capacity of the education system is connected to the elimination of child labor. The problem is that it is much easier to forbid child labor than to develop new educational capabilities.
In the context of international concern about an expansive notion of social justice, the role of international conventions is questionable. These conventions, which are not legally binding unless national parliaments ratify them, are best suited for forbidding very particular practices which are internationally recognized as repugnant. Yet the ILO recognized that a substantive notion of social justice requires the development of social insurance institutions, an education system, means for managing employment levels, and other forms of social infrastructure. Transforming a broad notion of social justice into rational priorities and concrete programs for international action was an elusive goal. These social objectives were expanded notions of earlier ideas of human dignity and freedom from want. These ideas were translated into the language of human rights.
The ILO assumed for itself responsibility to judge all international economic and financial policies in terms of their implications for these human rights. It pushed for inclusion in the guiding principles of the proposed United Nations Bank for
Reconstruction and Development the goals of full employment and higher living standards.
It emphasized the importance of lending money on the basis of developmental needs as well as commercial criteria, and pointed out that productivity in countries could be raised "not only directly by the provision of capital equipment, but also indirectly by measures calculated to improve the health, welfare, and technical skill of the working population."
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The ILO had mapped out an ambitious domain for international action and a key mission for itself. But it was not a mission for which the ILO could sustain a claim to special authority or comparative advantage. Moreover, the ILO left itself with little basis for 61 ILO, "Future Policy", p. 6. 62 ILO, "Future Policy", p. 7. 63 ILO, "Future Policy", p. 33. 26 establishing practical priorities for action to support its new, bold mission.
The shift in the Philadelphia Declaration to an emphasis on human rights lead to a sharp de-emphasis of the arguments about international competition and social stability which had helped to initiate international reform efforts after World War I. 64 The earlier argument about the relationship between international competition and the possibility of national reform was broadened, "in light of subsequent experience," into the declaration that "poverty anywhere constitutes a danger to prosperity everywhere." 65 This latter argument bears little relationship to the historically and logically specific meaning of the earlier argument. With respect to the earlier argument linking social stability and social justice to peace, the Declaration offered only a perfunctory mention. Thus instead of viewing social reform as a means for combating instability within states which could threaten the stability of other states, the ILO came to view political stability among states as a prerequisite for the pursuit of social justice within states. This view meshed well with the emerging ideological needs of the Cold War. 64 Haas argued that the Philadelphia Declaration was a sharp break, and that unequal economic conditions and the prevention of war were no longer cited as a justification for the ILO program. Haas, Beyond the Nation-State, p. 155. On the other hand, a recent case study of the ILO tries to make the case that the Philadelphia Declaration represented an extension of the ILO's mission rather than a radical shift. See Ghebali, The International Labour Organisation, 65 ILO, "Future Policy", p. 5. 66 Ibid, p. 13.
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V. Conclusions
Arguments relating to international competition, social stability, and social justice prompted the formation of the ILO at the end of World War I. Each of these arguments had different histories, different strengths and weakness, and had a different impact on the ILO's work in the interwar period. In groping to establish its mission at the end of World War II, the ILO turned to embrace a comprehensive notion of human rights, a notion that later came to dominate international discussions of social reform. The earlier arguments relating to international competition and social stability were largely dismissed.
Yet contemporary international efforts to promote social reform may benefit from taking these earlier arguments more seriously. For example, instead of seeking to establish a priority between economic development and human rights, linking social reforms to trade liberalization or structural adjustment policies may provide a more flexible and fruitful framework. Similarly, a dominant feature of the Cold War era has been a perceived dichotomy between security concerns and human rights concerns. In the future instability within states is likely to be the key international security issue, and hence it is important to articulate internationally the connection between social reform and social stability.
